Only rape! : an examination of the power of ideology and discourse in the policy process with a focus on policy pertaining to refugee women by Pittaway, E
ONLY RAPE! 
An examination of the power of ideology 
and discourse in the policy process 
with a focus on policy pertaining to 
refugee women. 
Eileen Pittaway 
A Thesis submitted for the award of 
Ph.D. Management 
University of Technology, Sydney 
June 2001 
STATEMENT OF ORIGINAL AUTHORSHIP 
CERTIFICATE 
I certify that this thesis has not already been submitted for any degree and is not 
being submitted as part of candidature for any other degree. 
I also certify that the thesis has been written by me and that any help that I have 
received in preparing this thesis, and all sources used, have been acknowledged in 
this thesis. 
Signature of Candidate 
STATEMENT OF CONFIDENTIAL AND 
RESTRICTED MATERIAL 
In accordance with Paragraph 3.5.10.2 (a) and (b), UTS Calendar 1998, I wish to 
state that Chapter Five and Chapter Six of this thesis contain restricted and 
confidential material which may not be disclosed freely and which may be released to 
other persons only on the authorisation of the Registrar after consultation with the 
appropriate Responsible Academic Officer. 
Signature of Candidate 
Signature of Reader 
ii 
ACKNOWLEDGMENTS 
My heartfelt thanks go to Judi Tucker, for the constant support and for keeping me 
sane during the process of writing this thesis, and to Emma Pittaway for her pithy 
comments and for keeping me in order. I would like to thank my supervisor Mark 
Lyons for his help and guidance and Cynthia Hardy for invaluable comments and 
suggestions on an earlier version of this work. I would also like to thank Jenny Onyx 
for giving me the courage to believe in what I was attempting to achieve. Thanks to 
Margaret Wilkins, Julie Ponder, Sue Baigent and Wendy Hunt for editing the many 
versions. To Velvy Holden for being the "behind the scenes" support during the entire 
case study. To the ANCORW board for allowing me the freedom to act as I did, and 
for giving me the support I needed when a more conservative board would have 
pulled in the reigns. Most importantly, to the refugee women who shared their stories 
and their strength, and to whom I owe an eternal debt of gratitude and an obligation 
to work to stop the atrocities perpetrated against them. 
iii 
STATEMENT OF ORIGINAL AUTHORSHIP 
CERTIFICATE 
STATEMENT OF CONFIDENTIAL AND RESTRICTED MATERIAL ii 
ACKNOWLEDGMENTS iii 
LIST OF FIGURES AND TABLES xiv 
ABBREVIATIONS xiv 
ABSTRACT xvi 
CHAPTER ONE - INTRODUCTION 1 
1.1 Background to the Study 1 
1.2 The Case Study 1 
1.3 The Purpose of the Study 4 
1.4 Methodology 4 
1.5 Theoretical Framework 5 
1.6 Justification for the Research 5 
1.7 Thesis Outline 6 
1. 8 Scope and Key Assumptions 7 
CHAPTER TWO- LITERATURE REVIEW- SETTING THE THEORETICAL CONTEXTS 8 
2.1 AN INTRODUCTION TO THELITERATURE REVIEW 8 
2.1.1 What the Literature Review Sets Out to Achieve 9 
2.2 DEFINITIONS 10 
2.2.1 Definition and Description of the Policy Process 11 
2.3 WRITINGS IN THE RATIONALIST FRAMEWORK 14 
2.3.1 Theoretical Assumptions Underpinning the Framework 15 
2.3.2 Typical Methodology 15 
2.3.3 The Exercise of Power and its Implications in the Framework 17 
2.3.4 Tools 18 
2.3.5 Agenda Setting, Problem/Need Definition, Implementation and Evaluation 20 
2.3.6 Formal Policy Actors 22 
2.3.7 External Actors 22 
2.3.8 Discussion of the Usefulness of Writings in the Rational Framework 23 
iv 
2.4 WRITINGS IN THE POLITICAL FRAMEWORK 
2.4.1 Introduction to the Political Framework 
2.4.2 Theoretical Assumptions 
2.4.3 Typical Methodology 
2.4.4 Tools 
2.4.5 Power 
2.4.6 Agenda Setting, Problem/Need Definition, Implementation and Evaluation 
2.4. 7 Policy Actors 
2.4.8 External Actors 
2.4.9 The Sacred and Profane View of the Policy Process 
2.4.10 Applications for Practice 
2.5 WRITINGS IN THE CRITICAL FRAMEWORK 
2.5.1 Introduction 
2.5.2 Theoretical Assumptions 




2.5.7 Agenda Setting, Problem/Need Definition, Implementation and Evaluation 
2.5.8 The Role of Actors 
2.5.9 External Actors 
2.5 .1 0 Applications for Practice 
2.5.11 An Overview of the Main Contribution from Each Framework 
CHAPTER THREE-METHODOLOGY 
3.1 ACTION RESEARCH GROUNDED IN CRITICAL THEORY 
3.2 ACTION RESEARCH AS A CASE STUDY 
3.3 THEORY BUIWING FROM CASE STUDY RESEARCH 
3.4 INTERPRETATION AS A VALID FORM OF ANALYSIS AND THEORY BUILDING 
3.5 DISCOURSE ANALYSIS 
3.6 METATRIANGUIATION 
CHAPTER FOUR- RESEARCH METHOD 
4.1 INTRODUCTION 
4.2 THE RESEARCH QUESTIONS 
4.3 METHOD 





































4.4.1 Qualitative Research 86 
4.4.2 Participant Observation by the Researcher 87 
4.4.3 Key Informant Interviews 88 
4.4.4 Analysis of Secondary Data 88 
4.5 METHOD FOR ANALYSIS 88 
4.6 FRAMING THE QUESTION 90 
4.7 CONCLUSION 91 
CHAPTER FIVE- A CONTEXT FOR THE CASE STUDY 92 
5.1 INTRODUCTION 92 
5.2 WHY WOMEN DESERVE SPECIAL ATTENTION IN REFUGEE POLICY PROVISION 92 
5.2.1 The Experience of Refugee Women 93 
5.2.2 Potential Effects ofthe Refugee Experience on Refugee Women, and Implications for 
Resettlement Services. 
5.3 A HISTORY OF REFUGEE POLICY IN AUSTRALIA 
5.4 AUSTRALIAN SETTLEMENT SERVICES 
5.5 THE WOMEN AT RISK PROGRAM 
5.6 UNDERSTANDING THE UNITED NATIONS 







CHAPTER SIX- ACTION RESEARCH STAGE 1- THE ANCCORW RESEARCH PROJECT 110 
6.1 BACKGROUND 
6.2 PLANNING PHASE 
6.3 ACTION PHASE 
6.4 OBSERVATION PHASE 
6.5 REFLECTNE PHASE 
6.5.1 The Rational Framework 
6.5.2 Analysis in the Political Framework 
6.5.3 Analysis in the Critical Framework 
6.6 CONCLUSION 
CHAPTER SEVEN- ACTION RESEARCH STAGE 2- THE "NEVER ENDING JOURNEY" 
CONFERENCE AND COMMUNITY AWARENESS PROGRAM 
7.1 PLANNING PHASE 














7.2.1 CSW 35- The Conflict Continued 
7.2.2 The 'Never Ending Journey' Conference 
7.2.3 Raising Community Awareness 
7.3 OBSERVATION PHASE 
7.4 REFLECTIVE PHASE- CRITICAL EVENT THREE, RECOGNITION BY GOVERNMENT THAT 
ANCCORW HAD ACTIVE NETWORKS AND INFLUENCE IN THE NATIONAL AND 
INTERNATIONAL REFUGEE DOMAINS 
7 .4.1 Analysis of the Political framework 
7.5 ANALYSIS OF CRITICAL EVENT THREE IN THE CRITICAL FRAMEWORK 
7.6 CONCLUSION 
CHAPTER EIGHT-ACTION RESEARCH STAGE 3- EXPLORING The SIGNIFICANCE OF 









THIS ON THE FAILURE OF THE WOMEN AT RISK PROGRAM 150 
8./ PLANNING PHASE /50 
8.2 ACTION PHASE I 52 
8.2.1 Advocacy and Lobbying Activities for the WaR Program 155 
8.2.2 'Only Rape': The Key to the Problem 157 
8.2.3 War in the Former Yugoslavia 161 
8.3 OBSERVATION PHASE 164 
8.4 REFLECTIVE STAGE, CRITICAL EVENT FOUR- THE SIGNIFICANCE OF THE TERM 
'ONLY RAPE' 
8.4.2 Analysis of Critical Event Four in the Political Framework 
8.4.3 Analysis of Critical Event Four in the Critical Framework 
8.5 CONCLUSION 
CHAPTER NINE- ACTION RESEARCH STAGE 4- WORKING AS PART OF REFUGEE 
POLICY NETWORKS AND COMMUNITY 
9.1 PLANNING PHASE 
9.2 ACTION PHASE 
9.3 OBSERVATION PHASE 
9.4 REFLECTIVE PHASE: CRITICAL EVENT FIVE- UNIFIED ACTION BY ACTORS IN THE 
REFUGEE DOMAIN 
9.4.1. Analysis in the Political framework. 















CHAPTER TEN- ACTION RESEARCH STAGE 5- USING THE FOURTH WORLD 
CONFERENCE ON WOMEN 
IO.I PlANNING PHASE 
I0.2 ACTION PHASE 
10.2.1 The Fourth World Conference On Women, Beijing 1995 
I0.3 OBSERVATION PHASE 
10.4 REFLECTNE PHASE- CRITICAL EVENT 7- USING THE BE/JING PROCESS TO 
INFLUENCE THE POLICY PROCESS 
10.4.1 Analysis in the Political Framework 
10.4.2 Analysis in the Critical Framework 
I0.5 CONCLUSION 
CHAPTER ELEVEN_FINAL ANALYSIS AND THEORY BUILDING 
ll.IINTRODUCTION 
II.2 FINAL REFLECTIONS ON THE FNE STAGES OF ACTION RESEARCH 
11.2.1 Stage 1 
11.2.2 Stage 2 
11.2.3 Stage 3 
11.2.4 Stage 4 
11.2.5 Stage 5 
11.2.6 Summary reflections 
II.3 TESTING THE ABILITY OF WRITINGS IN THE THREE FRAMEWORKS TO EXPlAIN THE 
POLICY PROCESS 
II.4 THEORY BUIWING- KNOWLEDGE GAINED 
II.5 TRANSFERABILITY 
II. 6ENDNOTE 























AND IMMIGRATION POLICY 228 
INCLUSION OF REFUGEE WOMEN AS A 'SPECIAL NEEDS' CATEGORY 229 
COMMUNITY REFUGEE SETTLEMENT SCHEME (CRSS) 229 
TORTURE AND TRAUMA SERVICES 229 
THE GRANTS IN AID (GIA) SCHEME 229 
THE ADULT MIGRANT EDUCATION SCHEME (AMES) 230 
THE DEPARTMENT OF EDUCATION, EMPLOYMENT AND TRAINING (DEET) 231 
TERTIARY EDUCATION 231 
THE INTEGRATED SETTLEMENT STRATEGY 231 
viii 
THE REFUGEE RESETTLEMENT ADVISORY COUNCIL 232 
NSW HEALTH 232 
CASE-MANAGEMENT 232 
RESPONSE TO REFUGEE WOMEN FROM NON GOVERNMENT AGENCIES 233 
CHANGES IN IMMIGRATION POliCY IN AUSTRAliA RELATING TO REFUGEE WOMEN 233 
RECOGNITION OF RAPE AND SEXUAL VIOLENCE AS A WAR CRIME, OCTOBER 1998 235 
CONCLUSION 235 
APPENDIX 1 - GLOSSARY OF TERMS 237 
Asylum 237 
Asylum Seeker 237 
The Convention 237 
Convention Definition 238 
Determination Procedures 238 
Displaced Persons 238 
Durable Solutions 238 
Economic Refugee 239 
Family Reunion Program 240 
First Asylum Country or Country of Temporary Refuge 240 
Home Country 240 
Non-Government Organisation (NGO) 241 
The Protocol 241 
Refoulement 241 
Refugee 242 
Refugee-Like Situations 242 
Refugee 'sur-place· 242 
Resettlement Country 243 
Special Humanitarian Program 243 
UNHCR 243 




Summary of Outcomes 
1990 
ANCCORW Research Project 
United Nations expert group meeting, Vienna, Austria 
Oslo and Oxford meetings 
Identification of the extent of torture experienced by refugee women and the lack of recognition of 
this 
1991 
Targeting resettlement sen•ices in Australia 
June- 'Never Ending Journey' Conference 
March - CSW 35 , Vienna 
Improved torture and trauma rehabilitation services in Australia 
1992 
All states lobbying and advocacy work- resettlement services 


















All states- combining lobbying on refugee issues with preparation for the Beijing Conference 244 
New York USA - 244 
London UK -British Refugee Council meetings 244 
Toronto - Canada 244 
Identification of gaps in human rights conventions and the lack of recognition of the sexual torture 
of refugee women. 244 
1994 245 
RRWG National Conference 245 
Bangkok Thailand 245 
Involvement of the broader women's movement in issues relevant to refugee women both in Australia 
and internationally 245 
1995 245 
X 
Preparation for the Fourth World Conference On Women, Beijing 
Bangalore India 
Inclusion of recommendation on a range of issues pertinent to refugee women in the Beijing 
245 
245 
Platform For Action, including the recognition of rape in a conflict situation as a war crime. 245 
1996 245 
Raising issues from the Beljing Platform For Action in other UN agencies 245 
Improved resettlement services, gender guidelines for refugee determination issues for Australian 
determining officers; 
APPENDIX 3- Public Documents used in thesis and held by researcher: 
File: 
UN Conventions 
UN Policy on Refugee Women 
UN Expert Group Policy Documents 1990 
UN Commission on the Status of Women 35 1991 






Canadian Consulate General 
Adult Migrant Education Service (AMES) 
DIMA Annual Reports 
OtherDIMA 
Grant-in-Aid and CRSS 
Appendix 4 - CONFIDENTIAL RECORDS 
File One: Records of interviews with key informants 
File Two: Meeting Notes 
File Three: Notes from Conversations 
File Four: Miscellaneous 
APPENDIX 5- Humanitarian Arrivals Chart 
APPENDIX 6_:_THE WOMEN AT RISK SCHEME 
Women at Risk Scheme 































Priority in processing 
Eligibility and assessment 







APPENDIX 8 REFUGEE SPECIFIC EXCERPTS FROM THE BEUING PLATFORM FOR 
ACTION 
APPENDIX 9_PUBLICA TIONS 
Refereed Publications 

















LIST OF FIGURES AND TABLES 
Figure 1 - Action Research Loops or Stages 
Figure 2- Action Research Process 
Figure 3 - Timing and overlap of Five Stages of Action Research 
Figure 4- The Structure of the United Nations 
Table 1 -Dimensions of the Three Policy Frameworks 
xiii 
ABBREVIATIONS 
ACC - Australian Council of Churches 
ACFOA- Australian Council for Overseas Aid 
AIMA- Australian Institute of Multicultural Affairs 
AMEP- Adult Migrant English Program 
AMES- Adult Migrant Education Scheme 
ANCORW- Australian National Committee on Refugee Women 
ANCCORW- Australian National Consultative Committee on Refugee Women 
AWHRC- Asian Women's Human Rights Council 
BIMPR- Bureau of Immigration, Multiculturalism and Population Research 
BIR- Bureau of Immigration Research 
CAAIP- Committee to Advise on Australia's Immigration Policies 
CAPOW!- Coalition of Australian Participating Organisations of Women 
CPA- Comprehensive Plan of Action 
CRSS- Community Refugee Settlement Scheme 
CSS- Community Settlement Services 
CSW- Commission for the Status of Women 
DAWS- Division for the Advancement of Women 
DEET- Department of Education, Employment and Training 
DFAT- Department of Foreign Affairs and Trade 
OlEA- Department of Immigration and Ethnic Affairs 
DILGEA- Department of Immigration, Local Government and Ethnic Affairs 
DIMA- Department of Immigration and Multicultural Affairs 
ECOSOC- UN Economic and Social Council 
ESCAP- Economic and Social Council of the Asia Pacific 
EXCOM -Executive Committee of UNHCR 
FOI - Freedom of Information Act 
GIA- Grant in Aid 
ICEM - Intergovernmental Commission for European Migration 
IRO - International Refugee Organisation 
MAPS- Migrant Access Program Scheme 
NGO - Non-government Organisation 
NUMAS- Numerical Multifactor Assessment System 
ODP - Orderly Departure Program 
OSW- Office for the Status of Women 
PEAPS - Pilot Access and Equity Projects Scheme 
PFA- Platform for Action 
xiv 
PPBS - Planning, Programming, Budgeting Systems 
PTSD - Post Traumatic Stress Disorder 
RCOA- Refugee Council of Australia 
ROMAMPAS- Review of Migrant and Multicultural Programs and Services 
RRWG- Refugee Resettlement Working Group 
SHP - Special Humanitarian Program 
UNHCR -Office of the United Nations High Commissioner for Refugees 
UNRWA- United Nations Relief and Works Agency 
WaR- Women at Risk 
WILPF- Women's International League for Peace and Freedom 
XV 
ABSTRACT 
During a long career as a policy analyst, I have noticed that government policy often 
fails to achieve its stated aims. This dissertation seeks to identify why this happens, 
and how actors external to government can intervene in the policy process and 
influence policy outcomes. The study focused on policy addressing the needs of 
refugee women. lt involved my taking a leading role in an action research project 
which lasted for seven years. The aims of the project were to bring about change in 
government policy and outcomes in relation to refugee women, and to seek a 
theoretical understanding of the process in which I was involved. The project was 
undertaken with a small non government organisation, the Australian National 
Consultative Committee on Refugee Women and comprised five loops or cycles of 
action research. lt involved working at both local and international levels as links 
were made between human rights instruments, international law, domestic legislation 
and refugee policy. 
For the purpose of the thesis, policy literature was grouped into three conceptually 
discrete frameworks, the Rationalist, the Political and the Critical. At each stage of 
the action research project, writings from three frameworks of policy theory were 
tested to seek explanations for the activities described. Knowledge gained from 
theoretical analysis in each reflective phase was applied and used to inform the next 
stage of research. The outcomes of these five stages produced a theory of policy 
development and enactment which emerged from the progressive iterative reflections 
in each of the five cycles. 
The theory proposed is that policy often fails to achieve its stated aims because policy 
actors do not have a discursive understanding of the policy process in which they are 
involved. lt is argued that in order to achieve the level of understanding required to 
facilitate effective change, it is necessary to take a 'critical distance' from the policy 
process and identify the ideologically based assumptions which inform it, and how 
these impact on and shape the social reality of the policy actors involved. lt is 
necessary to understand the power and role of discourse in structuring that reality. In 
order to bring about change, the discourses which produce and are produced by the 
policy process have to be challenged and new discourses introduced. The non-
government sector can play an active and an informed role by identifying the 
dynamics driving the process, by using theoretical analysis as a tool to identify and to 
address the root causes of problems in the policy process, and by realising their 
power to effect change. 
xvi 
lt is argued that the insights gained through the analysis of this action research 
project have established both guidelines for practice, and theoretical principles which 
are generalisable to a range of policy domains and policy analysis. 
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